Newcastle University ePrints -eprint.ncl.ac.uk Policy activism and regional path creation: the promotion of offshore wind in North East England and Scotland Abstract This paper argues for a broad evolutionary political economy understanding of local and regional path creation. We adopt a multi-actor and multi-scalar perspective, focusing on the roles of the state and regional policy interventions in mediating the creation of growth paths. The framework interprets attempts in North East England and Scotland to support path creation in the offshore wind sector through evolutionary inspired contextual policies. We demonstrate that the realisation of the these policies remains crucially conditioned by the dynamic and complex interplay between the national political economy of energy market regulation, industrial policy and inter-regional asymmetries in the governance of economic development.
Introduction
The question of how new growth paths emerge or, indeed, fail to emerge in particular locations has been identified as one of the most "intriguing and challenging issues" in economic geography (Neffke, Henning and Boschma 2011. 241) . In many respects, this issue of path creation represents the local growth dimension of economic evolution, compared to path dependence which is largely associated with studies of lock-in and decline (e.g. Grabher 1993 ). Emerging work in 'evolutionary economic geography' has begun to situate the notion of path creation within more open and dynamic understandings of local industrial evolution (Martin and Sunley 2006; Martin 2010) . Building upon this conceptual advance, more theoretically-informed and empirically-grounded research is required to establish greater clarity and specification of the causal factors, mechanisms, agents and conditions involved in shaping the geographic variability of new paths (Dawley 2013; Simmie 2012 ).
Our approach in this paper is designed to make three distinct but inter-related contributions to the literature on path creation and local growth evolutions. First, without denying the important role of firms and entrepreneurs in path creation (Simmie 2012) , we aim to redress the relative neglect of the multiple roles of the state and policy in mediating the development of paths. As Cooke (2010, 10) acknowledges, even in some of the most successful cases of path creation in advanced regions, the mechanisms involved are "are not purely market branching processes but are significantly intermediated by regional agencies." Nonetheless, relative to the weight of conceptual discussion, "the policy agenda in evolutionary economic geography has remained largely implicit" (Asheim et al 2013 p. 2) . Second, we seek to overcome the tendency of existing evolutionary work to view path creation as a primarily regional or territorialised process and underplay the role of extra-regional actors, linkages and networks (Mackinnon 2012) . While notions of place dependence rightly direct attention to local conditions of path creation (Martin and Sunley 2008) , we recognize that path creation is also enabled or constrained by national state strategies and wider political economic relations (Morgan 2021) . Third, our evolutionary political economy approach demonstrates how regional path creation, as well as local economic evolution more broadly, involves adaptation to an "ever-shifting market, competitive and regulatory environment" (Martin 2010: 22) . In particular, the paper adds to the growing work in economic geography and sustainability transitions research which provides a local and regional dimension to the predominantly national focus of energy debates (Bridge et al 2013; Hansen and Coenen 2013; Smith; 2007) .
We develop these arguments in the policy environment of the UK where the recent economic crisis and recession has focused attention on the need for the sectoral and spatial rebalancing of the economy, seeking a revival of manufacturing and a reduced dependence on the growth engine of the South East of England (Gardiner et al 2013) . In this context, renewable energy has been identified as a key growth sector with offshore wind projected to generate 250,000 jobs by 2050, offering the potential to create "new industries and employment around the country" (UK Minister of State for Energy cited in Crown Estate 2012 p.1). Given a variety of geographically specific factors that limit the locational freedoms of the offshore wind industry (for example, proximity to wind farms, port-related facilities, offshore fabrication and engineering skills -see BVG Associates (2013)), geographically peripheral regions may be able to generate competitive advantages by reconstituting assets from previous and declining paths of industrial and maritime-related growth (Fornahl et al 2012) . At the same time, however, the sector highlights how local and regional mechanisms of path creation are crucially mediated by the broader UK market and regulatory environment. Indeed, this wider environment is particularly important in the case of offshore wind given that the sector is not yet price competitive with established fossil fuel technologies and therefore dependent on state support, making regional path creation particularly challenging because of the need for alignment with supportive national and supra-national policy frameworks. In particular, the national regulatory context has changed significantly in the aftermath of the economic crisis as state support for the renewable energy market has been reframed in the context of austerity.
The paper compares path creation processes in North East England and Scotland.
1 Both are peripheral industrial regions which have identified offshore wind and renewable energy as a key future growth sector (Scottish Government 2010; Simmonds and Stroyan 2008) . In both cases, previous industrial growth paths have bestowed a legacy of assets in marine-related engineering and offshore oil and gas. While both regions operate within the same political economy of UK energy regulation, there are significant differences in regional institutional capacities between them, particularly following the abolition of England's Regional Development Agencies in 2011. Our analysis examines the implications of the pronounced asymmetry between Scotland's powerful devolved government and the reduced capacities of local and regional institutions in the North East of England for strategies to create regional growth paths in offshore wind. As well as drawing upon previous interviews conducted in -11 (Dawley 2013 , this paper is informed by a fresh round of interviews with thirteen respondents drawn from economic development agencies, policy-makers, firms and industry bodies conducted between December 2013 and February 2014. This is combined with the interrogation of an extensive range of policy documents, reports and newspaper articles. The remainder of the paper is structured in five main sections. Next, we draw out some themes from the evolutionary literature on path creation. This is followed by an account of the UK institutional and political landscape for offshore wind. We then assess the development of the offshore wind sector in the regions of North East England and Scotland in turn. Finally, a brief concluding section summarises our findings and considers their wider implications.
Reframing Regional Path Creation: A Multi-Actor and Multi-Scalar Approach
In recent years, as part of the broader focus on path dependence in economic geography, attention has increasingly focused on the roles played by history and place,
suggesting that "the pre-existing industrial structure of a region or locality does have an influence on whether a particular new industry develops there" (Martin 2010, 6) . Moreover, as part of Martin and Sunley's (2006, 407) increasingly open and dynamic notion of "path as process," path creation became understood as part of the "ongoing, never ending interplay of path dependence, path creation and path destruction." Martin (2010) provides a useful schematic model of the 'path as process' approach, identifying different phases of evolution ( Figure 1 ). The first of these is a preformation phase dominated by pre-existing economic and technological conditions and the resources, competences, skills and experiences inherited from previous local patterns of economic development. This is succeeded by a path creation phase where there is experimentation but also competition between different economic agents which leads to the emergence of a new path. Path creation subsequently gives way to a path development phase based upon local increasing returns and externalities. Established pathways are subject to subsequent divergence, towards either negative 'lock-in' or successful adaptation and renewal. (Isaksen 2014) .
In this paper, we argue that analysis needs to move beyond firm-centric understandings of constraining environments and to better understand the causal processes at play. While existing work views these enabling or constraining environments as local and regional in nature, we also emphasise the role of national and supra-national actors and influences. In the case of renewable energy, for example, opportunities for regional path creation are dependent on the introduction of favorable policy regimes and financial instruments by government and supra-national institutions (Essletzbichler 2012 (Essletzbichler 2012 ). This opens up opportunities for regional path creation if existing regional assets can be harnessed and exploited in line with these emerging market opportunities. At the same time, however, such state conditioned market opportunities remain subject to altered political strategies and pressures, which may either reinforce or constrain regional path creation. For example, Germany's recent radical drive away from fossil fuels and nuclear power -the so called Energiewende -to renewable energy has prompted a political re-think in response to the impact of Europe's highest energy costs on its industrial competitiveness (Chazan 2013). Second, states operate vertical policies which are selective and sector-based (Chang et al 2013) . In the aftermath of the crisis, Bailey et al (2013) suggest that industrial policy is 'back in vogue' as states attempt to structure and design economic recovery. In the UK, for example, the Conservative-Liberal Coalition Government have recently instituted a form of industrial strategy which aims to help rebalance the economy by targeting manufacturing activities with high-growth potential in future markets (BIS 2012) . Third, states also foster path creation through the spatial coordination and support of other economic actors and initiatives at sub-national scales, involving a range of local and regional development initiatives (Morgan 2012 ).
Turning to the regional scale, recent EEG thinking has adopted a "contextual view" of policy intervention, whereby " the degree and nature of policy intervention should be different in regions because their histories differ… [and] be based on the institutional history of a region and which type of intervention fits better a region's situation" (Boschma 2009, 19) . More specifically, the Constructing Regional Advantage (CRA) approach developed by a group of prominent EEG researchers emphasises the importance of relatedness, whereby policy intervention can assist regional branching by supporting new sectors that have their roots in the regional knowledge base and technological field (Boschma 2013) . The policy prescription is one of taking the history of each region as a starting point "when broadening the region's sector base by stimulating new fields of applications that give birth to new sectors" (Asheim et al. 2011, 899) . Although the precise implications for operational policies remain vague, these perspectives suggest that successful policy outcomes may be achieved by stimulating the mechanisms of transferring knowledge (e.g. entrepreneurship, networks, and diversification) between related sectors and activities, described as stimulating transversality by Cooke (2010) .
The notion of basing policy on existing regional assets is hard to disagree with at a general level, but it would nevertheless appear to favour prosperous regions with a plethora of diverse assets and sectors. In contrast, it poses acute dilemmas for lagging regions which often lack such endogenous assets and frequently face structural and institutional failures in the innovation system (Isaksen 2014) . Furthermore, much of the prescription around contextual policy interventions is devoid of any discussion of the ability and autonomy of local and regional policy actors to undertake these forms of intervention. This raises crucial questions of sub-regional institutional capacity in terms of resources, expertise, leadership, institutional cultures and relationships (MacKinnon et al. 2009 ).
Our approach in this paper is genuinely multi-scalar as well as multi-actor, incorporating national, supra-national and industry-wide rules and norms in addition to local and regional arrangements.
2 Using the case of the offshore wind industry, we are specifically concerned with the complex ways through which the mechanisms of local and regional path creation are mediated through the multi-scalar roles of the state and the dynamic ways in which horizontal policies interface with selective, or sector-based, vertical policies and the governance of economic development (Smith 2007) . In particular, our approach allows us to better understand the capacity of territorial economic development agencies to stimulate evolutionary inspired policy interventions within enabling and constraining environments that are multi-scalar and subject to wider conditions and forces.
The Policy Framework for Offshore Wind in the UK
Our analysis begins by unpacking elements of the broader institutional environment shaping the development of offshore wind in the North East and Scotland. First, we focus upon the 'horizontal' dimension of recent UK energy policy, in particular the changes in the enabling and constraining environment of the energy market before and after the economic crisis.
Second, we examine how, as part of the post-crisis agenda on rebalancing growth, offshore wind has been selected as a strategic sector within the UK government's new industrial policy. This provides a basis for the subsequent two sections which examine the implications of this changing regulatory context for regional path creation initiatives in North East
England and Scotland.
Energy policy and market regulation
Since the early 2000s, climate change has become an increasingly important driver of energy policy, reflecting that the UK is subject to an European Union ( 
Industrial Policy for Offshore Wind
The UK is the worlds' largest offshore wind market with 22 operational wind farms In the remainder of the paper, we examine path creation initiatives in North East England and Scotland and assess the regional implications of these changes in the national institutional environment.
North East England
During Following its formation in 1999, the North East's regional development agency, ONE, developed a new regional economic strategy which appears to connect to many of the core principles of an evolutionary inspired 'contextual approach' (Boschma 2013 with a historically weak performance in R&D capacity, NaREC was then identified by the UK government as an, albeit rare, U.K. success story and blueprint for future industrial policy around technical innovation centres (Hauser 2009 ).
For the North East's policy community, the optimism and vision building around the path creation potential for offshore wind was increasingly bound up within the then Labour However, following a decade of regional "contextual" policy support (Asheim et al. 2011) aligned with an enabling institutional environment, the North East's incipient growth path became exposed to two national state-driven changes from 2010. In this sense, we return to a key theme of evolutionary approaches in that much of the growth potential in offshore wind lies in the scope for the transfer of knowledge, skills and infrastructure from its historical strengths and relatedness in offshore oil and gas and maritime industries. Yet given reduced regional capacity, it remains open to debate whether this gap in local contextual policy can be filled by the measures proposed in the national OWIS, in particular by the centrally administered GROW initiative.
Scotland
Scotland has developed a highly ambitious strategy for the development of renewable energy technologies, led by the devolved Scottish Government (SG). As part of its visionary approach to climate change and energy policy (see Cooke and Clifton 2005) Transplantation is a key mechanism of path creation in the Scottish offshore wind sector, providing some parallels with the development of other recent growth sectors such as electronics and oil and gas, although, as indicated above, transplantation extends to research and development in offshore renewables, in contrast to the branch plant nature of electronics in particular (Turok 1993).
In a similar fashion to the North East, the scope for branching from other sectors, particularly oil and gas, has been strongly emphasised by policy-makers, generating a number of contextual policy initiatives. Thus, as well as maintaining an offshore wind supply chain directory, SE runs a number of workshops and events to raise market awareness among potential supply chain companies (SE official, authors' interviews January 2014). In addition, SE has introduced an Offshore and Expert Support Programme which offer firms interested in diversifying into the sector two days of free consultancy and advice from industry experts. We are an oil and gas company. We recognised the opportunity offered by alternative energy back in 2006. We have been involved in the Beatrice project and demonstration projects for Germany, so there are also international opportunities.
The issue for us is that offshore wind will not really hit the UK until 2015, … so our company has had to revert to oil and gas opportunities for the next two to three years to fill the gap … Therein lies the issue ... We may become a major importer if we do not get the right investment in place as soon as possible ... We will … invest in our companies only when we know that there is a healthy order book. Yeah, the recent announcement, prior to Christmas wasn't the best for Scotland. The projects that got through the process, the offshore wind projects, two fell out of the first stage, and then the remaining ones in the process, although the official party line, they're still in it, DECC published an alphabetical list of the top ten affordable projects. None of them were in Scotland, and we understand that the only way they'll allow us to move up that ranking is if the projects above them drop out, so, as a result, you can imagine our ministers were not exactly thrilled about that (Scottish 
Conclusions
We have adopted a multi-actor and multi-scalar perspective on regional path creation in this In the context of a sector which is not yet price competitive with fossil fuels and therefore state-anchored, the effects of regional 'contextual policy interventions' are crucially conditioned by the national political economy of energy regulation. In particular, the move to a more austere financial environment in the UK, involving the introduction of a new competitive allocation mechanism, is threatening to constrain the development of the sector, with adverse effects on the sectoral ambitions of peripheral regions like Scotland and North East England. This reflects the UK variant of the wider international shift towards a consolidation or austerity state (Schafer and Streeck 2013) which is re-configuring governments' responses to the challenge of climate change and energy transition (Bridge et al. 2013) . The shift to austerity is being played out in complex ways in the UK offshore wind sector, with tensions emerging between the constraining effects of the reconfigured 'horizontal' policy framework of EMR and the CFD and efforts to strengthen the 'vertical' dimension through the OWIS. At the same time, the government's reduction of the financial support for onshore wind in the face of political opposition to it is reinforcing the claim of offshore wind on the remaining resources, something which is effectively at odds with austerity given the far higher costs of offshore deployment. As this indicates, path creation in regions cannot be seen as a purely endogenous and micro-economic process, but is also, as we have shown, shaped by broader macro-political, institutional and economic factors. In the remainder of the paper, we use the term 'regional' rather than 'local and regional' as this is our primary scale of analysis. 2 This should be distinguished from the multi-level perspective (MLP) often deployed to assess processes of energy transition (Essletzbichler 2012; Geels 2004 ) which has been criticised for its neglect of spatial structures and relations (Hansen and Coenen 2013) . 3 The RO was preceded by the Non Fossil-Fuel Obligation, established by the Electricity Act 1989 which privatised the industry. 4 Although the RO is calculated to cost only £21 of an average annual electricity bill of £531 and total 'environmental costs (the RO plus other energy efficiency and fuel poverty schemes) amount to 11 per cent of an average bill (Ofgem 2013) 
